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Purpose Of The Study 
The Building Line And Official Map 
In Missouri Planning 
Glenn E. Varenhorst* 
The population of Missouri continues to increase and to urbanize 
as does the rest of the nation. A large portion of this growth has 
taken place on the periphery of cities and metropolitan areas at a 
comparatively low density of development. Such an area is often in-
terspersed with large undeveloped tracts and agricultural activities. 
The automobile and truck, the basic modes of transportation in recent 
decades, have multiplied to the point where many streets and high-
ways have become congested. This necessitates the improvement of 
the system by widening and realigning existing routes and, in many 
instances, by constructing entirely new facilities. The Interstate 
Highway System is a prime example of the latter. The ever expanding 
need for land involves housing, commercial, and industrial areas, 
which must be served by public facilities such as schools, parks, 
utilities, and fire stations, as well as land for streets to provide 
access to, from, and between these various places. As urban and metro-
politan areas change, the increasingly affluent and mobile population 
exerts an unceasing pressure on many areas of the state, especially 
those locations that people seek for recreation and relaxation, such as 
historic sites, parks, lakes, rivers, hills, and beautiful and unique 
natural spots. 
The resolution of these development problems depends upon continual, 
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sound implementation of plans based upon excellent decision making. 
Planners and other officials have developed instrwnents to bridge the 
time between the formulation of plans, the means to carry them out, 
and the achievement of the final goals. These instrwnents include 
zoning, subdivision regulatiops, capital improvement program, build-
ing line or setback line, building code, and others. In Missouri, 
state laws authorize any municipality or county to enact the building 
line or setback lin~ ordinance. This planning device, used by only 
two cities other than Kansas City and Saint Louis and by none of the 
Class II, class III, or _class IV counties is barely known among local 
officials. The official map, a more complex model of the Missouri 
building line or setback line, is found in the charters of four Missouri 
constitutional charter cities - Independence, Joplin, Saint Joseph, and 
Springfield. Yet only the latter city has actively applied the charter 
authorization. This study aims to analyze the general state statutes 
and the four city charters and to suggest ways in which improvements 
may be made. 
Definitions 
Building Line Or Setback Line. These terms are used in the Missouri 
statutes which constitute part of this study. Considerable confusion 
arises because the expressions seemingly have different meanings. 
Abrams defines a building line as "a fixed boundary at a specified 
distance from the front or sides of a lot beyond which a building cannot 
lawfully extend. 111 He also interprets setback regulations to be: 
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"The requirements of building laws that a building be 
set back a certain distance from the street or lot 
line either on the street level or at a prescribed 
height. Their aim is to allow more room for the ped-
estrian or to reduce the obstruction to sunlight 
reaching the streets and lower stories of adjoining 
buildings." 2 , · 
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Both· definitionsare insufficient, for the concern here is with the 
building or setback line in its relation to a street or to a site 
for public use and not to a private lot or other tract of land. Web-
ster explains a building line as "a reservation adjacent to the 
thoroughfare within which physical structures may not be placed. 113 
While it pertains to an existing street, this definition, too, remains 
incomplete, for it does not relate to the location of future streets 
and future public sites. 
In this study, the building or setback line constitutes a method 
established to prohibit construction or placing of buildings, struc-
tures, and their associated improvements on land that has been designated: 
1. For existing and future street rights-of-way; 
2. For the widening of existing street rights-of-way 
way along one or both sides; 
3. For sites of proposed public use or improvements. 
The local legislative body, a city council or a county court, fixes 
by ordinance or order the building line to reserve private property 
for future public purposes. This planning instrument is available to 
all Missouri municipalities and counties. Except when referring to a spe-
cific statute or city charter, the two terms are defined to have the 
same meaning in this study, they will be used synonmously. 
Official Map. In many local governments, the official map may be any map adopted 
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by the governing body to designate any legitimate reasons such as 
subdivisions (legal description), utilities, streets, parks, and 
other public facilities. The official map is a more advanced and 
complete instrument than the .Missouri building line law, although it 
is designed to achieve basically the same purposes. Charles Abrams 
defines the official map in the following way: 
A map showing anticipated streets, open spaces, parks 
and play spaces, school sites, and other such informa-
tion as the law directs. It is the prospectus of a city's 
intentions to acquire specific sites for public purposes 
giving the locations and extent of the facilities to be 
installed or changes to be made, particularly street 
widenings, street extensions, new parks, schools, and other 
contemplated improvements. It puts developers and other 
private interests on notice as to the municipalities' plans 
for site acquisition. The official map is usually recorded 
and may show existing street rights-of-way and public 
properties as well as those contemplated. It is not to be 
confused, however, with a master or comprehensive plan, 
which embraces a much longer time period and private as 
well as public development.4 
F. Stuart Chapin describes the official map as: 
••• a document in map form usually recorded, which to-
gether with supplemental notations identifies existing 
and proposed school sites, playgrounds, parks, and so on, 
depending upon the scope of the official map legislation of 
a particular state. It is a plan implementation instrument 
by which the local legislative body places on record its 
official intentions as to locations and dimensions .of such 
facilities, particularly as to widenings, expansions, exten-
·sions, and new facilities. 5 
Street. A street, a channel of circulation, is a public right-
of-way which affords a primary means of access, chiefly vehicular, 
to abutting property whether designated as a street, avenue, high-
way, road, boulevard, lane, throughway, expressway, or however other-
wise denoted. Driveways to individual properties are not included. 
Streets are also utilized for the location of a utility distribution 
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and collection system. A "inapped street" is a future street which 
is located on a map but which is not yet open or occupied for street 
purpose or in public ownership.6 
Public Site. This comprises an area in which a facility or facili-
ties for public purposes may be located. A facility may consist of 
land and any combination of buildings, other structures, equipment, 
and other improvements. 
Major Street Or Highway And Major Street Plan, These terms are 
defined and considered in another section of this w9rk. 
Purpose Of The Building Line And Official Map. The chief aim of the 
the official map or building line ordinance is to put into effect 
the major street plan segment of the comprehensive plan in a way that 
closely resembles the relationship of the zoning ordinance to the 
land use plan. The official map enables the community to locate and 
to preserve the rights-of-way of existing and future streets and the 
widening of existing streets. The official map constitutes an efficient 
street planning implementation tool. While other methods may be utilized 
also to reserve land for streets, it is the only instrumen.t available, 
outside of obtaining immediate ownership, to carry out precisely a 
major street plan as it applies to future location or routing. If 
completed, it functions on an areawide basis prior to any further land 
development or changes. It thereby helps to enhance the integration and 
development of the street system. The following characteristics make 
this possible: 
1. Unlike subdivision control which operates on a plat 
by plat basis, the Official Map can operate over a 
wide planning area well in advance of requests for 
development. 
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2. The proper application of the Official Map necessi-
tates the preparation of precise or definitive plans 
beyond the master plan stage and thereby assures that 
the broad objectives expressed in the master plan 
are reduced to specific and attainable ones. 
3. The Official Map is a useful device to achieve public 
acceptance in that it serves legal notice of the 
government's intentions to all parties concerned well 
in advance of any actual improvements. It thereby avoids 
the altogether too common situation of development 
being undertaken without knowledge or regard for the long-
range plan and thereby does much to avoid local resistance 
when plan implementation becomes imminent.? 
Because of the statutory authorization in some states, the offi-
cial map has considerable potential as an implementation instrument 
to reserve the right-of-way or path for many other circulation systems. 
In these states, the official map may be applied to the needs of utili-
ties (water, sanitary sewer, electricity, etc.}, drainage, and the 
flood plain system. A limited number of. states, which encompasses 
Missouri, also permit local governments to use the official map to 
reserve the sites for other public improvements to safeguard the land 
within the boundaries of the proposed location. In summary, the 
building line or official map offers the following advantages when em-
ployed to reserve channels of circulation and public sites: 
1. It preserves the integrity of the comprehensive plan 
and its objectives by banning or restricting constructing 
within the proposed reservation area. 
2. It furnishes official notice to both public agencies 
and private parties as to the specific location and 
dimensions of streets and public sites. 
3. It gives relief to property owners under certain law-
ful conditions through variance procedures. 
4. It serves as a guide to local planning and legislative 
bodies in the review and approval of subdivisions and 
other planning considerations. 
- 7 - GV 7/19/73 
5. It allows some flexibility to local governments by 
permitting changes in the official map as local public 
policy requires. 
6. It helps to better allocate public funds by encouraging 
an earlie~ acquisition of land. 
The Instruments In Missouri Statutes And City Charters 
The different versions of the building line laws authorize all 
cities, towns, villages, and counties to adopt building lines along 
streets or highways if certain requirements and procedures are ob-
served. Two of the laws also enable all municipalities and noncharter 
class I counties to reserve sites for public improvements. In addition, 
four constitutional charter cities may utilize the official map as 
delineated in their respective charters. 
Missouri Statutes. In Missouri, perhaps the earliest appearance of 
an element of the modern building line law occurred in 1909, when the 
General Assembly adopted a law which permitted a city of the first 
class to establish, among other things, a building line along certain 
streets or boulevards to which all structures would have to conform.8 
This statute remains in force today, although with some revision. 9 
Another building line enactment, which also applies to the City of 
Saint Louis, was passed in 1929 in its present form. 10 This law 
authorizes the city to establish a building line along any public 
street and to require all structures to conform within twenty-five 
years. The first county law (for class I counties only) was enacted 
in 1941; it provided that the county court upon the recommendation of 
the planning commission, could establish building lines along major 
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highways. 11 First, however, a plan for major highways had to be pre-
pared. This statute served as a model for the class II & III counties 
and the alternative county plans that were enacted in 1951 and 1965 
respectively. 12 The.law for -all municipalities was adopted in 1965.13 
Further details may be found in a later section. The applicable 
building line state laws.are as follows:14 
Table I 
Local Building Line Laws In Missouri 
unit of government 
Municipalities 
Class I 
Class of Saint Louis 
Class I 
Class II 
Class III 
Class IV 
Constitutional charter city 
Town 
Village 
Counties 
Class I 
Class I (non charter) 
Class II 
Class III 
Alternative Method 
Class II 
Class III 
Class IV 
state statute 
section 
89.150-200 
89.210-250 
89.460-480 
89.460-480 
89.460-480 
89.460-480 
89.460-480 
89.460-480 
89.460-480 
64.080 
64.251 
64.600-.610 
64.600-.610 
64.835-840 
64.835-840 
64.835-840 
year adopted 
in present form 
1939 
1939 
1963 
1963 
1963 
1963 
1963 
1963 
1963 
1941 
1959 
1951 
1951 
1965 
1965 
1965 
Some differences might arise as to what sections of the statute 
should be referred to as the building line law. This study includes 
the above sections because they contain provisions similar to those of 
the official map. 
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Counties. Four statutes authorize counties to utilize the building 
or setback line order. (See Table I) Except in the class I counties, 
the voters must first authorize, by a plebiscite, a county court to 
engage in planning or planning and zoning according to the provisions 
of the alternative act or the act for class II and class III counties. 
Each of the four laws provides that when a plan for major highways has 
been approved, the county court may establish, regulate, and limit 
building and setback lines on the major highways and may prohibit the 
placing of buildings within such lines. The passage or amending of 
regulations follows the same procedures. 
The laws for class I counties and noncharter class I counties 
differs from the other two county acts. The two statutes are almost 
identical except that the noncharter class I county act incorporates 
"a plan for proposed highways or other public improvements" which is 
very similar to the municipal act for all municipalities.15 
The class I county statute does not contain such a passage. With these 
notations, the two enactments are quite similar to the municipal law 
and the analysis of the municipal statute, to a large degree, applies 
to these county statutes, too. Since the language of these two laws 
is almost identical and this study centers on the smaller counties 
and municipalities, the analysis will concentrate on the two remaining 
acts except where the prior two statutes may contain points of value. 
In the act for class II and class III counties, the county planning 
commission has the power "to make, adopt, and publish an official master 
plan of the county for the purpose of bringing about coordinated physical 
developnent in accordance with the present and future needs. 11 16 
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Prior to this, the planning commission must hold at least one pub-
lic hearing on the proposed plan after giving due notice of the hearing. 
The master plan may be adopted in whole or in part and may be amended. 
Aft~r adoption, a copy of the master plan shall be certified to the 
county court, the recorder of deeds, and to the clerk of each munici-
pality. The county court may enact a building line orde~, if the 
county planning commission prepares and adopts a major highway plan 
as a part of the master plan or separately in the same procedural 
manner. 17 In the unincorporated areas, the county court which enacts 
a building line order may: 
1. Establish, regulate, and limit building or setback 
lines on major highways; 
2. Prohibit any new building within the building or set-
back lines; 
3. Amend such regulations from time to time. 
All building line orders must be recorded and certified copies filed 
with the county planning commission and the recorder of deeds. 
Municipalities. Three state statutes form the legal basis for building 
or setback lines in Missouri cities.18 One statute 
pertainsonly to the two largest cities, Kansas City and St. Louis; it 
states: 
"For the purpose of adorning, beautifying and improving 
cities of the first class, and to the end that public 
good may be conserved, the common council, upon the 
recommendation of the board of park commissioners, may 
establish and fix building restrictions on any boulevard, 
parkway, road or avenue, or any part thereof, under 
control or management of the board of park commissioners. 
The restrictions may be to limit, confine or exclude 
or prohibit the carrying on of any business, or vocation, 
or the erection and maintenance of any factories, stores 
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or business houses on the lots, tracts, or parcels of 
land fronting or abutting on such boulevard, parkway, 
road or avenue, or any part thereof, or within fifty 
feet of the same, or to establish a building line on 
such property to which all buildings, fences or other 
structures shall co~form. 19 
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The .statute provides that the process may be initiated either by the 
property owners through a petition or by the board of park commissioners. 
The city may also ascertain the benefits and damages of the respective 
property·owners; it then determines the costs to be allocated to each 
property owner. The assigned official or department shall maintain 
a map or plat of the affected property which shows the restrictions 
to each property, After this,nopermit for a building or improvement 
shall be issued which violates these restrictions. 20 The governing 
body may provide for the penalty by fine or jail of any one who violates 
the building restrictions. 
The second law applies only to Saint Louis; it authorizes the city 
to establish building lines on any public street: 
"Such building line shall be established by the same pro-
cedure as that provided by law in such city for the 
acquiring of land for the opening of streets. After the 
establishment of any such line no building or other 
structures shall be erected, reconstructed or substantially 
repaired and no new building or other structure or part 
thereof shall be reerected within said lines so established. 21 
••• all structures extending within the building lines 
shall be required to conform to the new line within a 
period of not more than twenty-five years from the time 
of establishing said lines, such time to be provided in the 
ordinance providing for the establishment of such line. 
At the expiration of the time limit in which all structures 
are so required to conform to the new building line, the 
proper municipal authorities shall proceed in the manner 
then provided by law relating to condemnation proceedings 
by such cities to determine the additional damages sustained 
by the removal of such structure then within the building 
line and may in the same proceedings acquire the land with-
in the building lines or any part thereof as a street. 22 
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All municipalities - cities, towns, and villages - may utilize 
the third law which will be the one considered here. 23 (When found to 
be advantageous, elements of the first two statutes will be considered 
further.) This statute contains two different authorizations. First, 
after the adoption of a "plan for major streets" which has been recommended 
by the planning connnission, the council may establish, regulate, limit, 
and amend building or setback line regulations'by ordinance "to pro-
hibit any new building being located within building _or setback lines. 24 
Second, after the enactment of "a plan for proposed major streets or 
other public improvements," the council may forbid any new building 
in the proposed right-of-way or the site . 25 In this instance, the 
act does not make the planning commission's recommendation mandatory. 
The language also indicates that the first method applies only to 
existing streets and the second approach pertains to proposed streets 
and sites for public improvements. The second approach also requires 
that the "center line of the proposed street or the limits of the 
proposed sites" must be carefully determined and delineated on maps 
approved by the planning commission and adopted by the council. The 
first method, does not include such a requirement. If the reader has 
become confused at this point, he remains in the path, for the statute 
is perplexing. 
When a major street plan and subdivision regulations have been 
adopted, the municipality may: 
a. Accept, lay out, open, improve, grade, pave, or 
light any street, or 
b. Install or authorize the laying of water mains, sewers, 
connections, or other utilities in any street. 26 
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However, the following conditions must be complied with: 
If any 
a. The street is legally dedicated prior to the adoption 
of a city plan (presumably by a major street plan); or 
b. The street corresponds in its location and lines with 
one shown· on an approved subdivision plat; or 
c. The street appears on a major street plan adopted by 
the planning commission. 27 
other street is approved by the planning commission, the 
council may authorize its location, construction, or acceptance. In 
the event the planning commission disapproves such an action, the 
council may override the decision with at least a two-thirds vote 
of the entire council. After a major street plan is adopted, the 
street providing access to any lot shall conform with the above re-
quirements before (1) a building permit may be issued or (2) a building 
may be erected on the lot. 28 The council shall provide for the admini-
stration and enforcement of the program. As a part of this the council 
may create a board of adjustment with the power to modify or vary the 
regulations in specific cases in order to avoid an unwarranted hard-
ship which constitutes an unreasonable deprivation of use. 
Official Map In City Charters. The charters of four western cities -
Independence, Joplin, Saint Joseph, and Springfield - contain an abridged 
version of the official map statute originally enacted in New York and 
later in Wisconsin.29 The credit for introducing the Missouri version 
of the official map to the state belongs to the City of Springfield, 
as its charter was adopted prior to the other three charters and the 
building line laws except for class I municipalities and the first 
alternative planning statutes for class II and class III counties. 
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These two forerunners appear to have had little, if any, influence 
on the wording of the Springfield charter. The Independence charter 
authorizes the official map by only referring to the term, but the 
other three charters contain considerable detaii. 30 In fact, the 
sections on the official map in these three charters are verbatim as 
follows except for section titles and numbers: 
Section 11.11. Lines of mapped streets. 
After it shall have adopted a major thoroughfare 
plan of the territory of the city or of any section 
thereof, the zoning and planning commission shall have 
the power to make or cause to be made, from time to 
time, surveys for the exact location of the lines of 
new, extended or widened streets in any portion of 
such planned territory, and to make and certify to the 
council plats of the areas thus surveyed, on which are 
indicated the location of the lines recommended by the 
commission as the planned or mapped lines of future 
streets, street extensions, or street widenings, to-
gether with the commission's estimate of the time period 
within which the land shown on the plat or street 
locations should be acquired for street purposes. The 
council may by ordinance adopt any such plat, in accord-
ance with the procedure prescribed in section 2.12 of this 
Charter; provided that notice of the time and place when 
and where it will be considered for final passage shall be 
sent by mail to the record owners of land on or abutting 
which the future street lines designated on the plat are 
located. Any modification of such plat shall before passage 
be submitted to the zoning and planning commission and either 
approved by it or, if disapproved, be approved by a favorable 
vote of the council. The adoption of a plat shall not, 
in and of itself, constitute or be deemed to constitute 
the opening or establishment of any street or the taking 
or acceptance of any land for street purposes. 
Section 11.12 Official Map 
The council may by ordinance establish an official map 
of the city, on which shall be shown and indicated: 
(1) All public streets existing and established by law 
at the time of the establishment of the official map. 
(2) All planned streets or street lines as located on 
plats adopted by council in accordance with the provisions 
of section 11.11 of this Charter at the time of the establish-
ment of the map. 
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(3) All streets or street lines as located on final or 
recorded plats of subdivisions approved by the zoning 
and planning commission at the time of the establishment 
of the map. The placing of any street or street lines 
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upon the official map shall not, in and of itself, con-
stitute or be deemed to constitute the opening or establish-
ment of any street or the taking or acceptance of any land 
. for street purposes. The council may in the same manner 
place upon the official map the location of existing or 
planned parks or other public open spaces. 
Section 11.13. Modification of official map. 
Thereafter, all street locations on final recorded plats 
of subdivisions approved by the zoning and planning 
commission in accordance with the provisions of section 
11.8 of this Chapter or on plats adopted by council under the 
provisions of section 11.11 shall be deemed additions to 
or modifications of the official map and shall be placed thereon. 
The council may by ordinance make, from time to time, other 
additions to or modifications of the official map by placing thereon 
thereon the location of proposed streets, street extensions, 
widenings, narrowings or vacations, in accordance with the 
procedure prescribed in section 2.12 of this Chapter; provided, 
that notice of the time and place, when and where such 
additions or modifications will be considered for final passage, 
shall be given as provided by ordinance to the record owners of 
the lands on or abutting which such mapped streets or street 
lines or street vacations are located, Any such proposed 
addition to or modifications of the official map shall be 
referred to the zoning and planning commission for its approval, 
but if the zoning and planning commission disapprove or fail 
to act within thirty days, the council by a majority vote of 
its members may overrule such disapproval or adopt such amendments. 
Section 11,14. Buildings in.mapped street, 
The council may provide by general ordinance that no 
permit shall be issued for any buildings or structure 
or any part thereof on any land located between the mapped 
lines of a street as shown on the official map. Any such 
ordinance shall provide that the board of adjustment or, 
if the council so provides, a special board of appeals created 
for the purpose by the council, shall have the power, 
upon an appeal filed with it by the owner of such land, to 
grant a permit for a building or structure or part thereof · 
in any such mapped street location in any case in which such 
board finds, upon the evidence and arguments presented to it 
upon such appeal, (a) that the entire property of the appellant, 
of which such mapped 
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street location forms a part, cannot yield a reasonable 
return to the owner unless such permit be granted, and 
(b) that, balancing the interest of the municipality 
in preserving the integrity of the official map and 
the interest of the owner of the property in the use 
and benefits .of his property the grant of such permit 
is required by considerations of reasonable justice and 
equity. · 
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Section 11.15. Hearings on buildings in mapped streets. 
Before taking any action, the board of adjustment or 
special board of appeals shall hold a hearing at which 
the parties in interest shall have an opportunity to 
be heard. At least ten days' notice of the time and 
place of such hearing shall be given to the appellant by 
mail at the address specified by the appellant in his 
appeal petition. In the event that the board of adjust-
ment grants a building permit in any suc.h appeal, it 
shall have the power to specify the exact location, 
extent, ground, area, height, duration and other 
details and conditions to govern the building, structure 
or part thereof for which the permit is granted. 
Section 11.16. Legal effect of official map. 
After the establishment of the official map, the coun-
cil may provide by ordinance that no public water or 
sewer connection or other public utility or improvement 
shall be constructed in or any water, drainage, light 
or other public service rendered to or along any street, 
until and unless such street shall have been duly placed 
on the official map in accordance with the authority and 
procedure set forth in sections 11.12 and 11.13 of this 
Charter. The council may also provide by general ordinance 
that no permit for the erection of any building shall be 
issued unless a street giving access to such proposed 
structure is shown on the official map provided, however, 
that such ordinance shall contain provision whereby the 
applicant for such a building permit may appeal to the Board 
of Adjustment or to the special board of appeals referred 
to in section 11.14 of this Charter, the hearing upon 
which appeal and notice of which hearing shall be held and 
given as provided in section 11.15 and such board may be 
granted the authority to issue a permit, subject to such 
conditions as the board may impose, where the circumstances 
of the case do not require the proposed building to be 
related to existing mapped or planned streets and where 
the permit would not tend to dislocate or increase the 
difficulty of carrying out the official map or master plan. 
The word "street" or ''streets" in this article shall be deemed 
to include streets, boulevards, avenues, alleys, lanes and 
other ways. 31 
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After one of these cities has adopted a major tho~oughfare plan, the 
planning commission may prepare and recommend to the council a map or 
plat (the official map) showing all the existing and proposed future 
street rights-of-way ·and existing or planned· parks or other public open 
spaces within the city. 31 After the-,adoption of the official map, the 
city may deny property owners the right to construct buildings or other 
permanent structures in the right-of-way except (1) if the property cannot 
yield a reasonable return, and (2) for reasonable equity and justice a 
permit may be granted in some instances. 
Adoption And Amendment 
The state statutes and the city charters spell out the procedures 
that a local government must undertake to adopt and amend a major street 
plan and a building line ordinance or order. These procedures are 
considered in the following paragraphs, 
Counties, The planning enabling legislation for class II and class 
III counties authorizes a county planning commission to make, adopt, and 
publish a plan for major highways in the same manner as that for a county 
master plan,32 The county planniryg commission may adopt the major high~ 
way plan in whole or in part; the commission may also amend or extend 
the plan at a later date. Prior to any of these actions the commission 
must hold at least one public hearing on the proposal with a fifteen day 
notice of the time and place . This notice shall be: 
a. Published in at least one newspaper of general cir-
culation in the county; 
b, Posted in at least four conspicuous places in each 
township, 
- 18 - GV 7/19/73 
The commission must have at least a majority vote of its full member-
ship to adopt by resolution the plan or to amend it. Copies of the 
document shall be certified to the county court, the recorder of deeds, 
and the clerk of each incorP9rated municipality. By. a· building line 
order, the county court may: 
1. Establish, regulate, and limit building lines; 
2. Prohibit any new building being located within such 
building lines; 
3. Amend such regulations from time to time. 33 
The building line order shall apply only to areas of the county out-
side the boundaries of incorporated municipalities. Before the 
court may adopt, change, or amend a building line order, the county 
planning commission must hold a hearing with a public notice given 
in the same manner as for the plan for major highways. All building 
line orders shall be recorded with certified copies filed with the 
county planning commission and the office of the recorder of deeds. 
In the adoption of a major highway plan, the alternative county leg-
islation incorporates two significant differences. One, the county 
planning commission prepares and recommends the major highway plan 
to the county court, which may adopt the plan or parts of it. 34 Two, the 
county court, instead of the commission, must hold a public hearing 
on the recommendation in the manner already described. 35 Certified 
copies of all county court building line orders must be placed with the 
county planning commission. 
Municipalities. The two procedures for· enacting a building line 
ordinance were outlined previously; the first method applies only to 
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streets while the second one pennits land reservations for streets 
or sites. 36 The former method requires that, after the planning commission 
adopts a plan for major streets, the council, with the approval of the 
commission, may establish, regulate, limit, and amend a building line 
ordinance for major streets. The latter approach stipulates that "a 
plan for proposed major streets or other public improvements" must be 
passed first. 37 This approach certainly requires more than a street 
plan. While it does not directly mention or refer to a master or 
comprehensive plan, the language implies such a plan, at least in 
the desired planning view. Assume that this is the case. Then planning 
legislation.for municipalities authorizes the planning commission to 
"make and adopt" a plan by resolution for the physical development 
of the city. 38 In addition: 
The commission may adopt the plan as a whole by a 
single resolution or, as the work of making the whole 
city plan progresses, may from time to time adopt a 
part or parts thereof, any part to correspond generally 
with one or more of the functional subdivisions of the 
subject matter of the plan. 39 
A public hearing with proper notice must be held with fifteen days 
notice of the time and place. The notice must be published in at least 
one newspaper with a general circulation in the city. The commission 
must adopt the plan by a majority vote of the entire membership. The 
resolution must refer specifically to the maps, descriptive material, 
and other elements that comprise the master plan. After the secretary 
of the commission endorses the document or documents and files them 
in the office of the commission, a copy shall be certified to the city 
council and the municipal c~erk. Another copy shall be forwarded to the 
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office of the county recorder of deeds. The same provisions must be 
followed to amend the ordinance. 
The city charters of Joplin, Saint Joseph, and Springfield contain 
similar procedures to adopt and amend the official map. 40 
Enforcement 
The administration of the many planning implementation instruments 
available to a community constitutes one of the most neglected areas 
in planning, _-yet it is basic in the effectiveness of any device. The 
soundest planning process with a well conceived comprehensive plan 
and the related tools will be for nothing unless it is appropriately 
utilized from day-to-day by the responsible officials. The building 
permit is the method that serves as the central means to administer 
the official map -- the approval or denial to construct in the areas 
reserved for public purpose. The refusal to issue a building permit 
usually involves the rights of a private party's use of his property, 
so considerable care needs to be exercised in the administration of 
the official map. 
The only reference in the three statutes is in the municipal statute, 
which reads: 
After the adoption of a major street plan, no building 
permit shall be erected only any lot within the terri-
torial jurisdiction of the commission unless the street 
giving access to the lot upon which the building is pro-
posed to be placed conforms with the requirements of 
41 section 
This provision does not seem to regulate construction on the land be-
tween the building lines of a street, and it does not mention the land 
within the boundaries of a proposed site for public improvements. If 
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this is the situation then none of the three statutes specifically 
authorizes a municipality or county to utilize the building permit 
as an instrument to regulate construction within the lines of a 
street or a site of a proposed public improvement contained in the 
building line ordinance. The charters of three Missouri municipalities 
clearly empower the governing body to declare by ordinance: 
••• that no permit shall be issued for any buildings 
or any part thereof on any land located between the 
mapped lines of a street as shown on the official map. 42 
Again, the site for public improvements is left out. The City of 
Warrensburg provides that: 
No building permit shall be issued for the location of 
any new building within the proposed street right-of-way 
or between the right-of-way and a~y building setback line 
of any major street whether such street should be improved 
and in use, or not.43 
An ordinance for the City of Columbia , reads as follows: 
When . a plan for proposed major street or other public 
improvements has been adopted, and when building and 
setback lines, centerlines for proposed streets, or 
the limits of proposed sites for public improvements 
have been carefully determined and accurately delineated 
on maps recommended by the Planning and Zoning Commission 
and adopted by the City Council, no building permit 
shall be issued for, and no new building or structure 
shall be erected within building or setback lines, 
or within the proposed sites for public improvements, or 
within the right-of-way for proposed streets.44 
Only the City of Columbia refers to the use of building permits to con-
trol construction on sites for public improvements. 
Thus, Missouri cities and counties have serious administrative 
questions in administering the official map or building line ordinance. 
If the building permit is unavailable to regulate construction acti,:ities, 
does the local government establish a special permit system for such areas? 
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Or must the local government wait until construction has started be-
fore it can act? It might be argued that the city or county concerned 
has the implied authority to create a building permit system or some 
other administrative · process.to control the construction. This latter 
approach has doubtful credibility, especially in light of the negative 
effect of Dillon's rule on the activities of local government. Local 
governments which have no buildinJcode may be confronted with even 
more difficult problems of administration. Neither the local govern-
ment officials nor the local citizenry are familiar with such a pro-
cedure. If a building code is unavailable, the local officials may 
be at a loss as to the desirable procedure to follow; and the inhabi-
. tants may not check with the local officials about the location of 
reserved streets and sites. If a structure is erected, the enforcement 
of the official map or building line ordinances becomes formidable. 
Thus, it becomes plain that the statutes are difficult to interpret 
and administer; clarification is sorely needed. 
Zoning Board of Adjustment 
The enabling laws of the various states universally,anpowers a municipality 
or county that has adopted a zoning ordinance and other land develop-
ment regulations to create a board of adjustment, occasionally identified 
as a board of appeals, The role of the board is to exercise judgment 
in situations where the discretion of administrative officials in the 
issuance of permits is not authorized by law. The board's principal 
work load comes from the administration of the zoning ordinance by 
considering variances, special permits, and interpreting the ordinance. 
Other land development ordinances, such as the building line or official 
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map ordinance, often fall within the board's responsibilities. The 
board, a quasi-judicial body, hears appeals from applicants who have 
been denied a permit by the appropriate administrative official under 
the various ordinances for which it is responsible. While its princi-
pal .activity is to decide special situations such as hardship cases 
that cannot be reasonably handled by the proper administrative offi-
cial, the board is also often authorized to authorize .special permits, 
for example, to place a structure in a mapped street. 
Municipalities. The Missouri statutes provide similar appeal 
procedures in both municipalities and counties. The local government 
may establish a board of adjustment to consider an appeal of any 
interested party from the administrative decision of any official re-
sponsible for administering the building line provisions. If the 
municipality had a zoning board of adjustment on October 13, 1963, 
or has created one since, that board shall serve as the board of adjust-
ment for the building line regulations. 45 If there is no such board, 
the personnel, term of office, method of appointment, and organization 
of the body shall be the same as for municipal boards of adjustment. 
Regulations pertaining to the building lines or board of adjustment 
may not be adopted, amended, or changed until a public hearing has been held. 
The local legislative body shall appoint a zoning board of adjust-
ment consisting of five freehold nu.~bers, who shall serve a term of 
office for five years each with one being appointed each year. 46 The 
appointing authority may remove a member for cause after the member 
has been presented with written charges and public hearings have been 
held, Vacancies shall be filled for the unexpired term of any member 
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whose term becomes vacant. The board has the following powers and duties: 
1. To modify or vary the regulations in specific cases 
in order to avoid an unwarranted hardship which con-
stitutes an unreasonable deprivation of use; 
2. To elect its own chairman for a, one year term; 
3. To adopt rules and regulations according to any or-
dinance enacted pursuant to sections 89.010 to 89.140; 
4. To conduct all meetings open to the public; 
· s. To keep minutes of all meetings, showing the vote, 
abstention, or absence of each member on each question; 
6. To make such records ,vailable to the public in the 
office of the board. 4 
All board meeting proceedings shall be recorded by a reporter. Meet~ 
ings shall be called by the chairman and at other times as the board 
may determine. The chairman or acting chairman may administer oaths 
·and compel the attendance of witnesses, 
Counties. If the county already has a board of zoning adjustment, 
this board shall also handle appeals concerning building line orders. 48 
In the event that the county does not have such a board, the county 
court shall create a building line board of adjustment. Such a board 
shall have five freehold members with not more than : 
1. Two residents from incorporated areas; and 
2. One resident who is also a member of the county planning , 
commission or zoning commission. 49 
The membership of the first board appointed shall serve staggered terms 
from one to four years. After this, members shall be appointed for four 
year terms, The county court may remove a board member for cause based 
on written charges and after public hearings. Vacancies shall be filled 
for the expired term. The board, much like the municipal board, has the 
succeeding responsibilities: 
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1. To modify or vary the regulations, in specific cases, 
in order that unwarranted hardships, which constitute 
an unreasonable deprivation of use as distinguished 
from the mere grant of a privilege, may be avoided, 
the intended purpose of the regulations being strictly 
observed and the public welfare and public safety 
protected~ 50 
2. To select its chairman for a one year term; 51 
3. To adopt rules and procedures consistent with the 
building line order and state law; 51 
4. To make all meetings open to the public; 51 
5. To record all proceedings and official actions which 
shall be filed in the office of the board as a public 
record. 51 
Any owner, lessee or tenant of land, public officer, or public agency 
affected by any decision of the administrative officer, carrying out 
the building line order may appeal to the board. The appeal must be 
made within three months of the decision and according to the rules 
of the board. This shall stop all further proceedings, unless the 
administrative officer concerned in the appeal certifies to the 
board that, in his opinion, further delay would cause imminent peril 
52 to life or property. The board may establish rules and regulations 
only after giving proper public notice and after holding public hearings 
according to section 64,550. 53 The alternative act is a duplicate for 
the second class and third class county statute, save for very minor 
differences in wording and for references to different sections. 54 
Appeal. 
The three state enabling acts contain only one stipulation for an 
appeal, which is almost identical for all three statutes; 
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in order that unwarranted hardship, which constitutes 
an unreasonable deprivation of use as distinguished 
from the mere grant of a privilege, may be avoided. 1155 
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The two county enabling laws add that "the intended purpose of the 
regulations being strictly observed and the public welfare and public 
safety protected. 1156 The enabling acts do not contain any further 
provisions as to the powers of the board of adjustment and the pro-
cedures for deciding an appeal. 
Careful examination of these provisions indicates that there are 
t'WO fundamental problems of interpretation--substant:blal and procedural. 
All too often board members in many local governments construe such 
a provision to mean that if a landowner can make a larger profit by 
utilizing his land in a manner not generally permitted under local 
regulations that this is sufficient reason to grant the appeal. What 
does "unwarranted hardship" imply? Does the phrase "an unreasonable 
deprivation of use"mean that the board may allow some use other than 
that permitted in the zoning district in which the land is situated? 
Does the board have the authority to grant a "use variance"? Or does 
it signify that the board may permit special use of the property due 
to unusual topographical or physical features of the land. The above 
statutory criterion is too vague and general for sound administration. 
The following criteria are suggested instead for both the building line, 
zoning, and other implementing tools. 
1. That no request shall be granted authorizing a use 
in a zoning classification that is contrary to those 
permitted in such a zoning classification; 
2. That no request shall be given increasing the intensity 
of use on any property beyond that allowed in the zoning 
classification of the ordinance; 
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3. That the request would not injure the value, use of, 
or prevent the access of light and air to the adjacent 
properties or to the area in general; 
4. That the circumstances found to constitute a hardship 
were not created by the appellant, were not in exist-
ence at the time of the creation of the zoning, are 
not due to or are the result of general conditions 
of the district, nor can be reasonably corrected; 
S. That every decision shall be based upon findings of 
fact which shall be supported by the board's delibera-
tions in the record of its proceedings. The findings 
shall be in writing and shall give the full reasons 
for the board's decisions; 
6. That a public hearing, after a proper noticeL shall be 
held on any request submitted to the board.S t 
For instance, the building line laws do not state the type of vote 
required for a decision. As previously mentioned the laws provide 
that the makeup and organization of the board shall be the same as 
the zoning board of adjustment, if there is a separate body. Is one 
to assume that the board's powers for a building line are similar 
to the other powers of the zoning board of adjustment? These re-
sponsibilities are; 
1. To hear and decide appeals where it is alleged there 
is error in any order, requirement, decision, or 
determination made by an administrative official in 
the enforcement of an ordinance; 
2. To hear and decide all matters referred to it or upon 
which it is required to pass such an ordinance; 
3, In passing upon appeals, where there are practical diff-
culties or unnecessary hardship in the way of carrying 
out the strict letter of such ordinance, to vary or 
modify the application of any of the regulations or 
provisions of such ordinance relating to the use, con-
struction, or alteration of buildings or structures or 
the use of land so that the spirit of the ordinances 
shall be observed, public safety and welfare secured and 
substantial justice done.Sa 
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In the discharge of its duties, the board may reverse, ratify, or 
modify, in part or in entirety, the decision appealed from an admini-
strative official and may make such determination as it deems proper 
within its legal authority.59 To do this, the board shall have all 
the authority of the official from whom the appeal is taken. The 
vote of four members of the five member board shall be necessary 
to reverse any decision of the administrative official or to decide 
in favor of the appellants. This appears to be the assumption that 
the City of Columbia has taken. 60 In this city, an affected person 
may appeal to the board of adjustment, upon paying an application fee 
not to exceed $25, the decision of an administrative official, who 
forwards all the records of the case. Such an appeal halts all pro-
ceedings in the case until the board makes its decisions. The board 
sets the date of the hearing with a fifteen day public notice advertised 
in a newspaper of general circulation. 
Use Of Building Line And Official Map 
Although an extensive effort was made over a period of several years 
to determine the extent of the use of the building line ordinance or 
official map, only three municipalities and not one county are known 
to utilize these planning instruments. This applies only to the re-
servation of street rights of way and not to sites for public improve-
ments. These three cities are shown below: 
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Table II 
Local Governments· Utilizing The ~uilding Line 
And Official Map In Missouri 
municipality 
Building Line Law 
Columbia 
Warrensburg 
City Charter 
Springfield 
year first 
used 
1970 
1967 
1958 
no .• of 
projects 
8 
unavailable 
9 
class of 
street 
collector 
collector 
expressway (4) 
arterial (2) 
collector (3) 
The council of another city declined to apply the technique after it 
had been recommended by the planning commission and the planning and 
engineering staffs. Conversations with public officials at the local 
and state level and with numerous planning consultants indicate that 
few of them are aware of the laws authorizing the use of building lines. 
The reasons for this are not fully understood. Perhaps the comparatively 
recent enactment of the statutes in the 1960 1 s is a factor. Of course, 
the tool does not apply to as many properties as does zoning or building 
codes. In addition, many communities may hesitate to use it because of 
the expense to map the existing and proposed streets and public improve-
ment sites with the proper accuracy, which is an engineering and planning 
problem of some scale. 
The Experience Of One City61 
Warrensburg, a city of some 13,000 inhabitants located fifty miles 
southeast of Kansas City at the junction of u.s. Highway 50 and Missouri 
State Highway 13, is the home of Central Missouri State University, 
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the county seat of Johnson County, and the service center for the 
surrounding agricultural area. For its size Warrensburg has utilized 
the building line law more than any other municipality in the state, 
due largely to concerted local efforts to overcome circulation problems. 
The city has major cross city traffic problems for: 
l. u.s. Highway SO, a limited access high speed princi-
pal arterial highway, abuts the northern edge of the 
city but does not provide a route for intra-ci~y traffic; 
2. Missouri State Highway 13 constitutes the only well 
improved north-south route through the city; it 
traverses the Central Missouri State University cam-
pus; it bypasses the downtown area by several blocks; 
3. The Missouri Pacific Railroad, which bisects the city 
from west to east, has few street grade crossings and 
only one overpass on Missouri State Highway 13. 
In the mid 1960 1 s the city engaged a planning consulting firm to 
develop a master plan which was presented early in 1967. The consultants 
sul:mitted a proposed major street plan but did not bring the building 
line law to the attention of the planning connnission and city council. 
Substantial portions of the master plan recommendations were changed 
when the zoning and subdivision ordinances were enacted in April and 
June, 1967. During this period, .a citizens' group began to search 
for ways to implement sane of the reconnnendations, notably the need 
for cross town streets. In an examination of the state statutes, Mr. 
, 
Jack R. Stewart, a member of the citizens' committee and the present 
Chairman of the Planning Connnission, found the building line law as a 
potential means to implement a major street plan. Later in 1967, the 
citizens' group developed the first portion of the major street plan 
which was based on the concept of a loop of collector streets to provide 
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sufficient cross town routes between major portions of the city and 
to major community institutions such as the County Hospital, Senior 
High School, and the Vocational Technical School. This city council 
adopted the major street plan in 1967. Later when the new high school 
was situated on the eastern edge of the city a secondary loop was 
added to provide the school with adequate access. The components of 
the major street plan were mapped and adopted one street at a time. 
The reservation of such a street consists of a sixty foot right-of-way 
with a thirty foot setback line on each side. Other streets are currently 
being considered to be added to the major street plan. 
Professional surveyors made detailed studies of the proposed routes 
prior to the passage of a building line ordinance. Several factors 
were involved in the selection of a particular street to be included 
in the building line ordinance. First, if consistent with the desired 
general route, the group utilized existing streets and partial rights-
of-way along section and range lines where possible. In several in-
stances where a street was not thought to exist partial rights-of-way 
were found, which helped to reduce acquisition costs and gave the im-
pression that a street should be located there. Topography sometimes 
dictated the location of streets, The citizens' group also took into 
account existing buildings and structures~ This constituted the prin-
cipal reason for utilizing Main Street on the west side of the·city 
instead of Warren Street due to the narrow space between buildings 
along the latter street. This appears to be a major factor why Missouri 
State Highway 13 was not incorporated in the major street plan. If 
the highway right-of~way was ever widened, the residential areas, 
- 32 - GV 7/19/73 
commercial establishments, and educational facilities would be dis-
rupted1 the cost of acquiring structures could easily be prohibitive 
both financially and politically. Thus, the city government of Warrensburg 
has applied the buiiding line ordinance to reserve rights-of-way for 
an entirely new street in one instance and to establish building line 
ordinance setbacks on existing streets where there appears to be ample 
front yard room to do it. 
At first, the building inspector and the local developers and 
builders were unacquainted with the provisions of the ordinance, which 
caused a time lag between its enactment and enforcement; this was soon 
alleviated by an educational process. Only two minor yard setback 
problems have been submitted to the board of adjustment to be resolved, 
No structures have been placed in a reserved right-of-way in violation 
of the ordinance. 
Once a street was placed on the major street plan, city officials 
energetically began to acquire the right-of-way along several routes. 
This required considerable effort and time. Sometimes the city had 
to purchase the right-of-way; at other times it was dedicated. The 
city manager indicated that the city had not established a policy con-
cerning right-of-way acquisition, He further indicated that the 
council might eventually establish a policy of first seeking the dedi-
cation of the desired right-of-way at no cost. Then all the property 
owners'in the project would share the right-of-way acquisition costs 
for the property that had to be condemned in addition to the construction 
costs allocated to the fronting property owners. At the present time, 
the city uses municipal sales tax revenues to pay for a portion of the 
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street construction costs. 
Comprehensive Plan And The Reservation Of Land 
The terms "comprehensive plan" and "official map" are often con-
sidered to be equivalent by the public and local officials, including 
some planners. There are probably several reasons for this confusion. 
First, local governments usually have maps for different purposes which 
are designated as official documents. Such a map may be a water line 
map, a subdivision map, or a public property map. Second, maps are 
widely used for different purposes throughout the comprehensive plan 
as well as the official map, often for the same end such as indicating 
future street locations and park sites. Third, other misconceptions 
undoubtedly stem from the historic origin of the terms derived from 
the concepts of Bassett and Williams in the 1920's and 1930 1s, which 
have been followed by sane state laws and city charters. Fourth, 
planners have honest differences of opinion as to what constitutes 
a master plan and an official map and how they should be used. Edward 
M. Bassett in his book, The Master Plan, documented the confusion of 
the two terms as used in some of the early planning legislation.62 
The New York Law of 1926 delineated the differences, which were later 
incorporated into the laws of a number of the states. This is the con-
cept most widely understood among professional planners today. Bassett 
and Williams differentiate precisely between the master plan and official ma.p; 
A master plan embraces many features not included in 
an official map, The master plan, therefore, does not 
usually show precise data founded on careful surveys, 
while the official map, upon which the details or both 
public and private works must be based, should be capable 
of accurate interpretation, The master plan, therefore, 
may be characterized as plastic, the official map as rigid. 63 
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Kucirek and Beuscher construed this passage to mean that the master plan 
is not binding upon real property owners, but the official map is 
obligatory• 64 The master plan is the general policy, often indicated by 
imprecise maps which are part of planning studies of the circulatory 
system, of land use districts, of park and recreation areas, of public 
building and facility sites, of public utilities, and other elements. 
11The official map is meant to show some phases of the master plan in 
a precise, accurate,and legally binding manner. 1165 
Like the zoning ordinance and subdivision regulations, the offi-
cial map is an instrument to carry out a community's comprehensive plan. 
For this reason, the official map should be devised only within the 
framework of the community's planning process, especially the compre-
hensive plan. In many local governments, the various implementation 
instruments, chiefly zoning, subdivision control, capital improvement 
program, and the official map, serve as policy guides to shape the 
community's development whenacomprehensive plan has not been prepared 
or adopted. This situation applies to many communities, some of which 
have never prepared a comprehensive plan, others have not adopted theirs, 
and still others which ignore their plans, This is particularly true 'in 
nany smallgovernments. Then, the official map may represent the community's 
firmest objectives as indicated in the major street plan. Thus, the 
official map may function both as a policy guide (major street plan) 
and as the basic implementation instrument for that plan. 
Establishing Street Building Lines With Other Planning Instruments 
In general, street building lines divide into two categories: 
l, Those establishing front yardsi 
2, Those defining the boundaries of street reservations. 66 
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Many planning tools are employed to fix such building or setback lines; 
among these are: 
1. Zoning ordinance; 
. 2. Subdivision regulations; 
3. Official ·map; 
4. Covenant (deed restrictions); 
5. Building or setback line ordinance. 
In most cities, zoning ordinances and covenants are probably the pri-
mary means to establish and preserve front or side yards, while the 
official map and building lines pertain to the boundaries of street 
or site reservations. Subdivision regulations are adaptable to both 
situations. Zoning ordinances, subdivision regulations, and covenants 
are concerned with the width and depth of yards that abut the street 
right-of-way, which must first be established. Of course, all these 
tools function best when they are based on a sound, up-to-date planning 
process. 
A subdivision ordinance, properly written and administered, can 
be an efficient means to preserve some future .street locations and to 
secure the desired widths on newly dedicated streets. In many cities, 
the major shortcoming of the subdivision ordinance stems from the ab-
sence of a sound planning process and prudent administration. Subdivi-
sions control is inapplicable to areas already developed; it is also 
possible that construction may take place on subdivided land and in 
this way block a future street right-of-way. The subdivision ordinance 
achieves its highest level of effectiveness when it is used in conjunction 
with a master plan and other effectuating instruments. 
The zoning ordinance is the simplest method to affix building 
lines to existing streets; it is also the most widely used. In zoning, 
building lines are of two types; 
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1. Building lines established primarily for the preserva-
tion of front yards for aesthetic purposes and to obtain 
or insure reasonable space for light and air and for 
fire safety; 
2. Building lines established incidentally for the preser-
vation of front y_ards but primarily for purposes of 
street widening and reduction of traffic hazards and 
congestion. 67 
The difference between these two classes is a matter of degree. Build-
ing lines originally established to preserve front yards are sometimes 
utilized to widen streets at a later date. In some cases, city offi-
cials establish building lines under the pretense of front yard lines, 
but with the hidden purpose to widen the street in the future. The 
use of the zoning ordinance to establish building lines has several advantages: 
1. It is widely accepted; 
2. It applies to the entire municipality; 
3. It is uniform within each zoning classification; 
4, It does not "take" any land. 
Of course, there are several disadvantages: 
1. It may be changed by rezoning; 
2. It may have several building lines at different 
depths along one street; 
3, It must have a street on which to base the front yard. 
Building lines are sometimes fixed by a land covenant (deed 
restrictions). The land developer usually initiates this approach, 
but a planning commission sometimes requires a covenant concerning the 
building lines as a condition of plat approval. Such building lines 
are often shown on subdivision plats and are usually for front yard 
purposes. Care must be exercised in such instances to be sure that 
the lines allow for sufficient street width and yard depth. 
What ls A Major Street Highway? 
The building line statutes do not define either "major street" 
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or "major highway." Nevertheless, such a definition is vital, for 
the instrument may be used only on existing or proposed "major" routes. 
The words "highway" and 'street" are general terms that designate a 
public way (including the entire right··of-way) for purposes of cir-
culation such as vehicular travel, pedestrian movement, and utility 
placement. In areas, either rural or urban, a principal route, along 
which there is relatively little access and ~gress, is usually 
referred to as a highway. In urban areas the public way is usually 
called a street with or without pavement, curbs, sidewalks, etc. 
Urban streets are normally given functional classifications 
according to whether the street serves primarily as a means of access 
to abutting property or to move traffic. The functional classification, 
adopted in the Maior ThoroughfarePlan For Columbia, Missouri, in 1968, 
listed the following types of streets: 
Freeway; The primary function of a Freeway is the move-
ment of traffic at high speeds .with no access or 
service to adjacent property. Characteristics 
of a Freeway are 4 or more divided traffic lanes 
with none at grade intersections. 
Expressway: The primary function of any expressway is 
the movement of traffic with limited access to ad-
jacent property. Expressways generally serve the 
major traffic generators. Characteristics of an 
expressway are 4 or more divided traffic lanes with 
very few at grade intersections. 
Arterials; The primary function of an Arterial is the 
movement of traffic with a secondary function of 
serving adjacent land. Arterials generally serve 
major and secondary traffic generators. Characteristics 
of an arterial are 2 to 4 lanes of moving traffic 
with access to abutting property . Traffic controls 
may be necessary at major intersections. Primary 
arterials generally accommodate larger volumes of 
traffic than do secondary arterials. 
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Collector: The movement of traffic and the service to 
adjacent land are equally important functions of 
collector streets. Characteristics of collector 
streets are 2 moving traffic lanes and 2 parking 
lanes. Residential collectors serve only residential 
neig~rhoods and nonresidential collectors serve 
other land uses. 
Local Streets: The primary function of a local street 
is to serve abutting property owners, with the movement 
of traffic a secondary function. Characteristics of 
local streets are 2 moving lanes of traffic with 1 or 
2 parking lanes and access to abutting property owners. 
Residential local streets serve individual residential 
areas, while nonresidential local streets serve individ-
ual commercial, industrial or other nonresidential land 
use establishments. Nonresidential local streets 
will carry a larger percentage of commercial vehicles 
than will residential local streets. 68 
The City of Columbia considers any of the above types of streets 
as "major streets" except the local street classification. The City 
of Springfield uses a similar functional classification. The City 
of Warrensburg has not developed such an extensive classification 
system. It defines a major street as "a fast or heavy traffic street 
of considerable continuity used primarily for intercommunication of 
arterial traffic among large areas of the city. 11 69 
The Missouri State Highway Commission utilizes a similar functional 
classification for highways and roads outside urban areas. These are: 
Interstate; 
Principal arterial; 
Secondary arterial; 
Principal collector; 
Secondary collector; 
Local. 70 
The interstate highways, such as I-70 and I-44, serve long trip 
travel between major metropolitan centers on a high speed, non-stop 
basis, There is a complete control of access. The principal arterials 
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are major highways (for example, u.s. 36, 54, 60, 63, 67, and 71) which 
supplement the interstate system. such highways have particular regional 
importance and provide a highway network to all urban areas of 10,000 
persons or more. The secondary arterials which augment interstate and 
principal arterial highways are significant to various counties and the 
travel is a combination Qf intrastate and interregional nature. All 
population centers of at least 1,000 inhabitants are served by a second-
ary arterial highway or better. Some highways, notably in the southern 
portion of the state, are designated as recreational arterials because 
they have a large amount of recreational traffic. Illustrations in-
clude Missouri 5, 13, 19, 21, .and 32, and u.s. 24, SO, 136, and 160. 
Principal collector highways, when combined with arterials, serve commu-
nities of 100 or more residents. The principal collectors complement 
the arterial routes and provide service to major trade centers. The secon-
dary collectors function as feeders to principal collectors and arterials; 
they also reach population centers of fifty or more, In addition to 
the traffic function, they furnish a high degree of access to•adjoining 
property. All remaining highways make up the local highway system. Such 
roads provide an extremely high degree of access to adjoining property. 
The state laws on county planning refer only to the term "major highway", 
so there is no concise definition and no precise correlation between it 
and the above functional classification. Discussion over the past two 
years with interested attorneys, planners and other officials indicate that 
only the local road classification would probably not be considered a "major highwa 
What Is A Major Street Plan? 
The statutes clearly require that a "plan for major streets" shall 
be adopted by the local governing body before a building line ordinance 
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or order may be enacted; however, these statutes do not specify what 
constitutes such a plan. The courts have not been any more helpful, 
for, at least in Missouri, they have not been asked to consider the 
question. Thus, one must search elsewhere for an adequate definition. 
Prior to World War II, the typical master plan, which included 
a subsection on thoroughfare plans, was largely single--minded and 
intuitive, although its formulation involved a considerable amount 
of data collection and analysis. Since that time, significant ad-
vances have been made in the concept and methodology of transportation 
planning, especially in the large metropolitan studies of the 1950's. 
The Highway Act of 1962, a landmark in planning history, stated that 
as a matter of national policy that all metropolitan areas with a central 
city with 50,000 or more inhabitants must develop a comprehensive 
transportation plan incorporating all modes of travel and integrating 
the land use and transportation systems. Since then, many such metro-
politan areas have developed such plans! 
Smaller municipalities, usually in cooperation with the respec-
tive highway department, have adapted and simplified the techniques 
for the preparation of transportation plans for use in the smaller 
communities. In Missouri, the Missouri State High Department utilizes 
such an approach for communities as small as 5,000 inhabitants! The 
Cape Girardew area Traps,.iprtatjap St\lP¥, a typical report of this 
type, was jointly prepared by the City of Cape Girardeau and the State 
Highway Department.71 This study analyzes, among other factors, the 
population, economic base, land use, travel patterns, and transportation 
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facilities of the community. The transportation plan, based on this 
work, is developed and integrated with the land use plan, after the 
consideration of several alternative plans. 
Ideally, the transportation plan should develop within the frame-
work of comprehensive planning. In addition, such plans need to be 
updated and revised from time to time to remain valid. Of course, 
the frequency of such updating depends upon the circumstances of each 
locality. Of course, it remains impossible to define in more precise 
terms what constitutes a "major street" plan until the courts render 
such an opinion. 
What Is A Plan For "Other" Public Improvements? 
The Missouri statutes stipulate that a municipality or a class I 
non-charter county must also develop and adopt a plan for "other 
public improvements'' before the building line statute can be utilized 
to delimit and to reserve a site for ''other public improvements. 1172 
Again, the statutes do not specify what is included in the term ''other 
public improvements," It appears that this essentially means physical 
facilities~ land; buildings, equipment, and other attributes - necessary 
.. 
to provide governmental services. Some services are basic to the 
existence of the community (water and police protection) while others 
are desirable to improve the quality of community living. Local govern-
ment facilities are often described as "public facilities'' to indicate 
that they are owned by the public and operated for its benefit, But 
does "public improvements" apply only to publicly owned facilities? 
The federal government uses the phrase ''community facility," a far 
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broader concept, which Charles Abrams defines as: 
Facilities used in common by a number of people and 
often owned by the public, such as streets, schools, 
parks and playgrounds; also facilities owned and 
operated by non-profit private agenc.ies such as churches! 
settlement houses, recreation, and neighborhod centers. 7~ 
Other might include a public utility, which consists of: 
A quasi-public company, corporation or related enter-
prise (usually controlled or supervised by federal, 
state, or local government or its commission), which 
is engaged in providing services, generalla considered 
important to most members of a community.7 
Since facilities owned and operated by non-profit agencies and public 
utility enterprises are not specifically included, the conclusion must 
be drawn that the above statutes do not apply to them. In addition, 
as long as it is a public improvement, it is of little importance if 
the public improvement is an essential one or a desirable one. 
What about reserving sites for ''other public improvements'' for 
other governments, local, state, and federal? May a municipality re-
serve a school site for a local school district, if the site is within 
the municipality's or boundaries? May a municipality reserve a site 
for a state or federal facility? Here, again, there is no precise answer, 
but according to existing legal provision, the municipality probably is 
not empowered to do this. 
In the context of Missouri loaal government "public improvements" 
includes land and facilities owned or controlled by the respective local 
government to provide public services for the benefit of its inhabitants. 
Such services typically consists of water utilities, streets, sanitary 
sewer systems, storm sewers, civic centers, airports, libraries, fire 
stations, police stations, schools, and recreational areas. Ideally, a 
plan for such services and facilities usually has the following 
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principal parts - (1) the locational service relationships to the en-
tire community, (2) the facility locational and space standards, (3) 
the distributions and sequence of facilities, and (4) the finances 
and intergovernmenta:l relations. The building line and official map 
are two instruments that may be utilized to reserve sites for the 
previously mentioned sei::vices and facilities. Therefore, "other public 
improvements" plans would consist of maps, narrative documents, and 
other materials presenting the location of existing and proposed sites 
normally incorporated into a community facilities plan, which, in turn, 
is a portion of a master or comprehensive .plan. Of course, streets and 
highways are not included. 
Conclusions And Recommendations 
1, The state laws authorize all municipalities and counties to 
adopt a building line ordinance or order; four constitutional charter 
cities contain the official map in their city charters. Only two 
municipalities have utilized the state law, while only one of the 
four charter cities have enacted an official map ordinance. The 
reasons for such a restricted use are unknown. 
2. While the building line or official map can be of considerable 
value to local governments, the enabling statutes for both counties 
and cities are extremely brief and are vague in certain portions. 
3. The limited concept of the building linJ\! .li3.W needs _tc;> be 
expended into a more comprehensive instrument. 
4. The following are sane of the points that need to be clarified 
in any proposed statute: 
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a. Any plan such as a master plan or a major street plan should 
be recommended by the planning commission and adopted by the governing body. 
b. State law should clearly authorize the use of the building 
permit as the administrative control tool. 
c. The authorizing procedures of the board of adjustment need 
to be spelled out in more specific detail. 
d. The purposes for which the building line law may be used should 
be more clearly defined. 
Suggested State Statute 
Section 1. Planned Public Facility Reservation Map defined. 
"Planned public facility reservation map". means a document in. map and 
ordinance form, which together with supplemental notations, showing 
the location and extent of existing and/or proposed: 
1. Public channels of circulation {included but not 
limited to the following) 
a. Streets or highway rights-of-way; 
b. Watercourses and drainage channels; 
c. Utility rights-of-way. 
2. Sites for public use and facilities {included but not 
limited to the following) 
a, Parks and playgrounds; 
b. Open spaces; 
c. School sites; 
d. Buildings; 
e. Other public facilities. 
These facilities must be duly adopted by the governing body in accord-
ance with the provisions of this act. A public channel of circulation 
or public site is one which is owned or utilized for public use. 
Section 2. Purpose 
Land that is needed for future public purposes and uses such as channels 
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of circulation and sites for facilities and services is often diverted 
to private uses which could have been located on other land without 
undue hardship or inconvenience to the owners. When this occurs, 
public uses of land ·may be denied or may be obtained later only at 
prohibitive cost or at the expense of dislocating the owners and occu-
pants of the land. The.identification on a planned public facility 
reservation map of land needed ior future public uses permits both 
the public and private property owners to adjust their plans equitably 
and conveniently before investments are made which will make such ad-
justments difficult to accomplish. This act is necessary in order to 
promote and preserve the public safety, economy, good order, appearance, 
convenience, prosperity, and general welfare. The planned public 
facility reservation map is one of several instruments of land use 
control authorized . by state law for the implementation of the compre-
hensive plan, or parts thereof, adopted in accordance with state law. 
(adapted from Minnesota, 462.359, subd. 1, & South Carolina) 
section 3. Establishment. 
The governing authority of a municipality may establish a planned public 
facility reservation map of the municipality within the corporate limits 
and within all unincorporated area extending outwarding from the cor-
porate limits of the municipality for the following distance as designated 
for each class of municipality: 
Constitutional Charter over 250,000 population 
Constitutional Charter between 50,000 and 250,000 population 
Constitutional Charter under 50 1 000 population 
Special Legislative Charter 
Class I 
Class II 
Class III 
Class IV 
distance 
miles 
5 
3 
2 
5 
3 
1~ 
1 
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The governing authority of a county may establish a planned public 
facility reservation map of the unincorporated areas of the county. 
Such maps may show the location of existing or proposed public channels 
of circulation or sites for public uses or facilities. The planned pub-
lic facility reservation map may i~clude the whole or any part or 
parts of the municipality or county within the jurisdiction of the 
establishing governing authority. The governing authority shall record 
and certify the establishment, amendment, or change of a planned pub-
lic facility reservation map to the foilowing public offices: 
1. The city or county planning commission 
2. The recorder of deeds 
3. If a municipality with the county court and county 
planning commission 
4. If a county, with each nunicipality in the county 
situated in the general area 
5. The city clerk or the county clerk 
The planned public facilities reservation map may consist of any number 
of separate maps which need not be drawn to the same seal; however, 
such maps shall be indexed on a single map depicting the area of juris-
diction of the governing authority. 
Section 4. Planning Commission Preparation And Recommendation. 
Before any consideration may be given to the preparation and adoption 
of a planned public facility reservation map, the city or county must 
first have prepared and adopted (1) all the components of the comprehen-
sive plan or (2) as a minimum a circulation plan or a public services 
and facilities improvement plan as prescribed by law. After receiving 
approval from the appropriate governing body, the planning commission 
may make or cause to be made surveys from time to time: 
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1. For the precise location of the boundary lines or 
right-of-way of existing and proposed channels of 
circulation to be extended, widened, or otherwise 
improved. 
2. Of the boundary lines of existing and proposed new 
and enlarged site.s for public uses or facilities. 
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such surveys may be made in the whole, in part, or in any portion of 
the municipality or county. The planning commission may make and 
certify to the governing authority a map or maps of the area thus sur-
veyed on which are indicated (1) the recommended lines of the right-
of-way required for future channels of circulation and for future 
extension, widenings, and other improvements to existing channels of 
circulation, or (2) the recommended lines as the mapped boundary lines 
of existing or future sites for public use and facilities. 
The making or certifying of such maps by the planning commission 
shall be in the form of a recommendation and shall not of itself con-
stitute the opening or establishment of any street or highway or public 
site or the taking or acceptance of any land for such purposes. 
Such recommendations shall not be made until the planning commission 
shall hold at least one public hearing on the matter with fifteen days' 
notice of the time and place of the hearing which shall be published 
in at least one newspaper having general circulation in the municipality 
or county, The county shall also post notice of the public hearing 
at least fifteen days in advance in at least one conspicuous place in 
each township. The hearing may be adjourned from time to time. 
Sections. Adoption And Amendment. 
After the planning commission has made its recommendations, the governing 
body may adopt, by ordinance or order, the planned public facility 
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reservation maps. Inasmuch that the planning commission has already 
held public hearings, the governing body, at its discretion, may or 
may not hold public hearings, 
Amendments; additions, .and other modifications to the planned 
public facility reservation map shall be made in the same manner as 
the initial adoption. Any change or departure shall first have been 
suhnitted to the planning commission for review and recommendation. 
The planning commission ·shall have a reasonable time within which to 
suhnit its report. If the report is not submitted within this period, 
the commission shall be deemed to have recommended that the change 
or departures be approved. 
After a planned public facility reservation map has been adopted 
and filed, the issuance of a building permit shall be subject to 
these provisions. Whenever any public channel of circulation or site 
for public use and facilities is enlarged or improved or new ones 
opened or interests in lands for other public purposes are acquired 
by the municipality or county, it is not required in such proceedings 
to pay for any building, structure, or improvements placed without a 
permit or in violation of conditions of a permit within the mapped lines 
that may have been established upon any existing channel of circulation 
or within any area identified for public purposes. The adoption of 
any official map does not give the municipality any right, title, or 
interest in areas identified for public purposes thereon, but the 
adoption of the map does authorize the municipality or county to acquire 
such interests without paying compensation for buildings, structures, 
or improvements erected in such areas without a permit or in violation 
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erected in such areas without a permit or in violation of the conditions 
of a pennit. 
Section 6. Regulation Within Mapped Areas 
No permit shall be issued for the construction, improvement, repair, 
or moving of any building or structure and no change in land use shall 
be made on any land located within the mapped lines of any public channel 
of circulation or within the boundaries of any site for public use and 
facilities as shown on the planned public facility reservation map after 
the adoption of such a map by the governing authority of the city or 
county. Where a permit has been denied under this authority, the 
following appeal procedure may be utilized by any affected property owner. 
If a permit is denied, the board of adjustment shall have the 
power, upon appeal filed with the proper official by the owner of the 
land, to grant a permit for building in such location in any case in 
which the board finds, upon the evidence and the arguments presented 
to it: 
1. That the entire property of the appellant of which 
such area identified for public purposes forms a part 
cannot yield a reasonable return to the owner unless 
such a permit is granted; and 
2. That balancing the interest of the municipality or 
county in preserving the integrity of the comprehensive 
plan and the planned public facility reservation map 
and the interest of the owner of the property in the 
use of his property and in the benefits of ownership, 
the grant of such permit is required by considerations of justice and 
equity. The board of adjustment shall publish a notice at least fifteen 
days prior to the hearing in at least one newspaper of general circulation. 
The board of adjustment shall fix a reasonable time for the hearing 
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of the appeal, give public notice, and provide due written notice 
mailed to all affected owners of record. If the board of adjustment 
authorizes the issuance of a permit, the governing body or other 
appropriate public body having jurisdiction shall have six months 
from the date of the decision of the boa~d to institute proceedings 
to acquire the land or interest therein. If no such proceedings are 
initiated within that time, the official responsible for issuing 
building permits shall issue the permit if the application otherwise 
conforms to local ordinances. The board shall specify the exact 
location, ground area, height, and other details as to the extent 
and character of the building for which the permit is granted. 
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